
Why The National Park Service's 
Appropriation Request Process Makes 
Congressional Oversight Difficult 

I 

, The National Pdrk Seivice uses contingency 
reserves obtained for emergency purposes 
a n d  unforcscien everits tu pay for a variety 
of routine [lirijccts not specifically consid- 
ered by t h c  Congrcs. In fiscal 1977, for e x  
ample, the Service obtailierl $10 million for 
contingencies from the operations appropria- 
tion but used dboilt S7  million, or 70 per 
cent, for I)ro]ects that could have been rea 
sonably esrimntecl arid justified to the Con- 
gress through the iiormidl tiudget review pro- 
cess 

I 

The Servicc? u s u a i l y  requests construction 
funds for projects thdl hdve riot progressed 
to the firm d e s q r i  stage where a reasonable 
cost estirnate can [ IC  made. As a result, the 
requested m o u n t  usually includes large con- 
tingency reserves to cover additional costs. 

GAO believes that  the Park Service's method 
of obtaiiiiriy contingeiicy reserves without 
adequate disclosure to the Congress is  unac- 
ceptable 'iiid slioulcf be discontinued This 
report recoiiiincnds actions t he  Service and 
the Sut)cornriiittce on Intwiot aiid Reidted 
Agencies can r,ihu to itliriiiriate or mini :n ize 
the need for t eservtis 

This reoorl LV~I:, r r q w s t c c i  by the Chairman, 
Suhcorriiriittec or1 liiterior ~tiiti Related Agen- * 

cies, House C o i i r i i i t t  e;'f3 on Appropriations. 
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COMPTROLLER GENERAL OF THE UNITED STATES 

WASHINGTON. D.C. 20548 

B- 19 20 3 6 

The Honorable Sidney R. Yates 
Chairman, Subcommittee on Interior 

and Related Agencies 
Committee on Appropriations 
House of Representatives 

Dear Mr. Chairman: 

This report is in response to your March 20, 1978, request 
that we review the National Park Service's use of discretionary 
funds. 

The Park Service has several types of discretionary funds. 
This report deals primarily with contingency reserves which 
are the Service's main source of discretionary funds. 

We made specific recommendations to eliminate or minimize 
the amount of contingency reserves available to the Park Ser- 
vice and to reduce the need for reserves. We believe that the 
recommendations, when implemented, will provide the Congress 
with more financial control over the Service and will improve 
the accuracy and accountability of the Service's construction 
program. 

The report also identifies certain expenditures of oper- 
ating funds for construction projects that may have been for 
unauthorized purposes that may not have been in compliance 
with a statutory requirement that building construction costs 
in excess of $3,000 be expressly approved by the Congress. 

As agreed with your office, because of the condition of 
the Park Service's records and the desired release of the 
report by March 1, 1979, we did not determine the amount 
of operating funds that were used for construction or exam- 
ine the supporting vouchers in detail when differences 
between estimated and actual construction costs were identi- 
fied. 

The listing that you requested of contingency reserve 
expenditures from the Service's operations appropriation 
for the period fiscal 1971 through fiscal 1978 was delivered 
to your office at an earlier date. 
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As also agreed with your office, we have obtained 
informal comments on this report from officials of the 
National Park Service and their comments have been reflected 
in the report. 

This report contains recommendations to the Secretary 
of the Interior. 
ing copies of the report to the Department of the Interior 
and to the Subcommittee on Interior and Related Agencies, 

A s  agreed with your office, we are forward- 

Senate Committee on Appropriations. A 

Comptroller General 
of the United States 
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The National Park Service's use of contin- 
gency reserves became an issue during con- 
gressional hearings on the Service's 1979 
appropriation request. During the hearings, 
it was disclosed that substantial reserves 
were obtained from most of the Service's 
appropriations by increasing budget line- 
items by a predetermined percentage. Ser- 
vice officials said this practice was used 
to provide funds for emergencies and unfore- 
seen events. When the existence of these 
funds became known to the congressional 
subcommittee responsible for the Service, 
the Chairman requested this review. 

Contingency reserves from the operation of 
the National Park system appropriation are 
used to pay for a variety of routine projects 
that never receive specific consideration by 
the Congress. About 7 0  percent, or $7 
million of the $10 million available in 
fiscal 1977, should have been approved and 
funded through the normal budget and con- 
gressional review process. 

The Service frequently depends upon contin- 
gency reserves to pay for additional con- 
struction costs that could be anticipated 
if it had adequate planning, estimating, 
and accounting procedures. Those reserves 
amounted to almost $13 million in fiscal 
1978. The need for construction contingency 
reserves could be reduced if the Service 
improved their project formulation, planning, 
and estimating procedures. 
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A l t h o u g h  t h e  P a r k  S e r v i c e  m a i n t a i n s  t h a t  i t  
n e e d s  c o n t i n g e n c y  r e s e r v e s  f o r  u n e x p e c t e d  
e m e r g e n c i e s ,  most r e s e r v e  d o l l a r s  a r e  s p e n t  
o n  r o u t i n e  p ro j ec t s .  By u s i n g  c o n t i n g e n c y  
f u n d s ,  t h e  S e r v i c e  a v o i d s  c o n g r e s s i o n a l  re- 
v i e w  o f  p ro j ec t s ,  s u c h  as  a s t u d y  o f  t h e  
h a b i t s  of t h e  g r i z z l y  b e a r .  I f  f u n d e d  as  
p l a n n e d ,  t h i s  p r o g r a m  w i l l  co s t  w e l l  i n  e x -  
cess of $ 1  m i l l i o n .  (See pp. 4-7 . )  

GAO f o u n d  t h a t  r e g i o n a l  o f f i c e  a c c o u n t i n g  
r e c o r d s  f o r  c o n t i n g e n c y  r e s e r v e  e x p e n d i -  
t u r e s  a re  i n c o m p l e t e  a n d  i n a c c u r a t e .  The 
P a r k  S e r v i c e  h a s  n o t  e s t a b l i s h e d  g u i d e -  
l i n e s  f o r  proper a c c o u n t i n g  o f  r e s e r v e s ,  
and  r e s e r v e  e x p e n d i t u r e  repor t s  a re  i n a c -  
c u r a t e .  ( S e e  pp. 7 and 8 . )  

The S e r v i c e  f r e q u e n t l y  uses  c o n t i n g e n c y  
r e s e r v e s  o r  m a i n t e n a n c e  f u n d s  f r o m  t h e i r  
o p e r a t i o n s  a p p r o p r i a t i o n  t o  s u p p l e m e n t  
t h e i r  c o n s t r u c t i o n  p r o g r a m .  GAO b e l i e v e s  
t h a t  t h i s  is  a n  i n a p p r o p r i a t e  u s e  o f  f u n d s  
wh ich  c o u l d  r e s u l t  i n  a n  e x p e n d i t u r e  o f  
f u n d s  f o r  u n a u t h o r i z e d  p u r p o s e s  a n d  possi- 
b l y  a v i o l a t i o n  o f  a $ 3 , 0 0 0  s t a t u t o r y  l i m i t  
o n  b u i l d i n g  c o n s t r u c t i o n  e x p e n d i t u r e s .  GAO 
a l s o  i d e n t i f i e d  s e v e r a l  s p e c i f i c  e x p e n d i -  
t u r e s  wh ich  may b e  i n  v i o l a t i o n  o f  t h e s e  
a c t s .  

S e r v i c e  o f f i c i a l s  a g r e e d  w i t h  t h e  GAO recom- 
m e n d a t i o n s  and  a r e  t a k i n g  a c t i o n s  t o  d i s c o n -  
t i n u e  t h e  p e r c e n t a g e  add-on  p r o c e d u r e  a n d  
request f u n d s  f o r  e m e r g e n c y  p u r p o s e s  and  
u n f o r e s e e n  e v e n t s  s e p a r a t e l y .  ( S e e  p. 11.) 

RECOMMENDATIONS TO THE 
SECRETARY OF THE I N T E R I O R  

GAO recommer;lds t h a t  t h e  S e c r e t a r y  d i r e c t  
t h e  N a t i o n a l  P a r k  S e r v i c e  t o  

i i  



- - d i s c o n t i n u e  t h e  p r a c t i c e  o f  o b t a i n i n g  
f u n d s  t h r o u g h  i n c l u d i n g  a p e r c e n t a g e  
add-on t o  a p p r o p r i a t i o n  requests  and 
p r e s e n t  requests for  c o n t i n g e n c y  
r e s e r v e s  as  a s e p a r a t e  l i n e - i t e m  i n  
t h e  b u d g e t ,  

- - i n c l u d e  a l l  r e a s o n a b l y  a n t i c i p a t e d  costs  
i n  i t s  b u d g e t  request and r educe  t h e  re- 
s e r v e s  now u s e d  by l i m i t i n g  them t o  emer- 
g e n c y  and u n f o r e s e e n  i t e m s ,  and 

- - e s t a b l i s h  g u i d e l i n e s  t o  p r o p e r l y  a c c o u n t  
f o r  r e s e r v e  f u n d s  and require  t h e  r e g i o n s  
t o  s u b m i t  complete and a c c u r a t e  a n n u a l  
r epor t s  o n  r e s e r v e  f u n d  e x p e n d i t u r e s .  

RECOMMENDATION TO THE APPROPRIATIONS 
SUBCOMMITTEES 

GAO recommends t h a t  t h e  H o u s e  and  S e n a t e  
Subcommi t t ees  o n  I n t e r i o r  and R e l a t e d  Agen- 
c i e s ,  C o m m i t t e e s  o n  A p p r o p r i a t i o n s ,  e l imi-  
n a t e  t h e  S e r v i c e ' s  o p e r a t i n g  c o n t i n g e n c y  
r e s e r v e s  and p r o v i d e  f u n d s  f o r  estimated 
emergency  and  u n f o r e s e e a b l e  e v e n t s  o n  t h e  
b a s i s  of a separate  l i n e - i t e m  i n  t h e  b u d g e t .  

H I G H  CONSTRUCTION CONTINGENCY 
RESERVES U S E D  TO OFFSET EFFECTS 
OF POOR PLANNING AND ESTIMATING PROCEDURES 

The S e r v i c e  f r e q u e n t l y  bases reques ts  f o r  
c o n s t r u c t i o n  f u n d s  o n  i n c o m p l e t e  p r e l i m i n a r y  
i n f o r m a t i o n .  I n  many cases, t h e  p ro j ec t  
scope and o b j e c t i v e s  a r e  n o t  d e f i n e d  p r i o r  
t o  r e q u e s t i n g  f u n d s .  R e l i a n c e  o n  o u t d a t e d  
cos t  estimates and o n  i n a d e q u a t e  p l a n n i n g  
h a s  l e d  t o  t h e  S e r v i c e ' s  dependency  o n  
c o n t i n g e n c y  r e s e r v e s  t o  p a y  f o r  a d d i t i o n a l  
cos t s .  F o r  example ,  r e l y i n g  o n  a s u p e r f i c i a l  
p r o j e c t  d e s c r i p t i o n ,  t h e  S e r v i c e  e s t i m a t e d  
i n  1 9 7 1  t h a t  a sewage t r e a t m e n t  p l a n t ,  
t r u n k  sewer l i n e ,  and three operator res i -  
d e n c e s  a t  E l  Por ta l ,  C a l i f o r n i a ,  w o u l d  
cost  $5.5 m i l l i o n .  As of O c t o b e r  1 9 7 8 ,  t h e  
cost  o f  t h e  p ro j ec t  t o t a l e d  $12.6 m i l l i o n .  
The t h r e e  r e s i d e n c e s  were n o t  b u i l t .  A p a r t  
o f  these a d d i t i o n a l  costs  were funded  f rom 
c o n t i n g e n c y  r e s e r v e s .  (See pp. 15-18 . )  

Tear Sheet i i i  



The S e r v i c e  d o e s  n o t  a l w a y s  s t u d y  p r o j e c t  
a l t e r n a t i v e s  p r i o r  t o  r e q u e s t i n g  f u n d s ,  
which o c c a s i o n a l l y  r e s u l t s  i n  t h e  need f o r  
c o n t i n g e n c y  r e s e r v e s  t o  pay  f o r  a d d i t i o n a l  
costs.  F o r  example ,  t h e  S e r v i c e  e s t i m a t e d  
t h a t  i t  needed $323,000 t o  mod i fy  t h ree  
sewage d i s p o s a l  s y s t e m s  i n  Rocky Mounta in  
N a t i o n a l  Pa rk .  A f t e r  t h i s  e s t i m a t e  was 
p r e p a r e d  and t h e  f u n d s  r e c e i v e d ,  t h e  S e r -  
v i c e  selected a n  a l t e r n a t e  method f o r  ac- 
c o m p l i s h i n g  t h e  p r o j e c t  a t  a n  a d d i t i o n a l  
c o s t  of $380,000,  which was p a i d  f o r  o u t  of 
t h e  c o n t i n g e n c y  r e s e r v e s .  ( S e e  p.  1 7 . )  

T h e  S e r v i c e  d o e s  n o t  a l w a y s  comply w i t h  
c o n g r e s s i o n a l  r e p r o g r a m i n g  c r i t e r i a .  F o r  
example ,  i n  November 1 9 7 7 ,  s a v i n g s  o f  $1 .1  
m i l l i o n  were t r a n s f e r r e d  f rom a r o a d  con- 
s t r u c t i o n  p r o j e c t  i n  Yosemite P a r k  t o  con- 
t i n g e n c y  r e s e r v e s .  T h e s e  s a v i n g s  s h o u l d  
have  been  r ep rogramed ,  w i t h  c o n g r e s s i o n a l  
a p p r o v a l ,  i n s t e a d  o f  b e i n g  t r a n s f e r r e d  t o  
r e s e r v e s ,  t h u s  a l l o w i n g  t h e  S e r v i c e  t o  u s e  
t h e  f u n d s  a t  i t s  d i s c r e t i o n .  ( S e e  pp.  18- 
2 0 . )  

F ixed  p r o p e r t y  c o n s t r u c t i o n  
costs  n o t  r e c o r d e d  

The S e r v i c e ' s  a c c o u n t i n g  f o r  f i x e d  p r o p e r t y  
does n o t  p r o v i d e  a r e l i a b l e  b a s i s  f o r  de- 
v e l o p i n g  and r e p o r t i n g  costs.  F o r  example, 
GAO found t h a t  a t  Wolf T r a p  Farm P a r k  o v e r  
$2 m i l l i o n  o f  p r o p e r t y  i s  n o t  r e c o r d e d  o n  
t h e  f i x e d  a s se t  accounts  as  r e q u i r e d  by 
GAO. (See pp .  2 0  and 2 1 . )  

S e r v i c e  o f f i c i a l s  g e n e r a l l y  c o n c u r r e d  w i t h  
t h e  GAO f i n d i n g s  and  a r e  p l a n n i n g  a c t i o n s  
t h a t  s h o u l d  s a t i s f y  t h e  recommendat ions  
i n  t h i s  r e p o r t .  (See p. 2 5 . )  

RECOMMENDATIONS TO THE 
SECRETARY OF THE I N T E R I O R  

GAO recommends t h a t  t h e  S e c r e t a r y  d i r e c t  
t h e  N a t i o n a l  P a r k  S e r v i c e  to:  

--Formulate a c o n s t r u c t i o n  program b a s e d  
o n  t h e  c l e a r  d e f i n i t i o n  and  a s s e s s m e n t  

i v  
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o f  p a r k  n e e d s .  T h i s  program s h o u l d  
i n c l u d e  more complete and  more t e c h n i c a l  
i n f o r m a t i o n  and t h e  a s s i s t a n c e  of t h e  
Denver  s e r v i c e  c e n t e r  t e c h n i c a l  s t a f f  
i n  d e t e r m i n i n g  how t o  b e s t  meet park 
n e e d s .  

--Submit c o n s t r u c t i o n  a p p r o p r i a t i o n  
r e q u e s t s  t h a t  a re  b a s e d  o n  d e t a i l e d  
project  p l a n n i n g  and cost  es t imates  
d i s c l o s i n g  c o n t i n g e n c y  r e s e r v e s  and 
o the r  costs s e p a r a t e l y .  

--Comply w i t h  c o n g r e s s i o n a l  r e p r o g r a m i n g  
c r i t e r i a  which requires  formal reprogram- 
i n g  and r e p o r t i n g  when t h e  r e a l l o c a t i o n  
of project  f u n d s  equals  1 0  p e r c e n t  o r  
$ 2 5 0 , 0 0 0 .  

- - E s t a b l i s h  f o r m a l  p r o c e d u r e s  a n d  g u i d e l i n e f i  
f o r  t h e  u s e  of c o n t i n g e n c y  r e s e r v e s .  

--Develop a n  a c c o u n t i n g  s y s t e m  w i t h  e f f e c -  
t i v e  c o n t r o l s  and  p r o c e d u r e s  t h a t  w i l l  
p r o p e r l y  r e c o r d  a l l  c o n s t r u c t i o n  cos t s  
i n  f i x e d  asse t  a c c o u n t s .  The s y s t e m  
s h o u l d  be s u b m i t t e d  t o  t h e  Comptroller 
G e n e r a l  f o r  a p p r o v a l .  

--Study and c o n s i d e r  a d o p t i n g  f e a t u r e s  of 
o ther  a g e n c y  c o n s t r u c t i o n  p r o g r a m s ,  s u c h  
as  r e q u e s t i n g  a d v a n c e  p l a n n i n g ,  p ro j ec t  
p l a n n i n g ,  and c o n s t r u c t i o n  f u n d s  i n  separate  
s t a g e s  t o  f a c i l i t a t e  cost  c o n t r o l .  

V 
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CHAPTER 1 

INTRODUCTION 

We made this review at the request of the Chairman, 
Subcommittee on Interior and Related Agencies, House Commit- 
tee on Appropriations. The Chairman requested this review 
as a result of hearings with the National Park Service, 
during which the Subcommittee learned that the Service had 
a 4-percent contingency reserve for operations and a 10- 
percent contingency reserve for construction. The Chairman 
asked us to determine if 

--the use of discretionary funds is an acceptable 
accounting procedure, 

--the use of discretionary funds circumvents the will 
and intent of the Congress, and 

--the National Park Service has discretionary funds 
other than the 4-percent levy on the Operation of the 
National Park System account and the 10-percent levy 
on the construction account. 

A subsequent request from the Chairman's office asked us to 

--examine the construction program and the use of contin- 
gency reserves at Wolf Trap Farm Park for Performing 
Arts, and 

--obtain a Service-wide listing of all contingency re- 
serve expenditures, from the operations appropriation, 
for the period fiscal 1971 through fiscal 1978. 

DISCRETIONARY FUNDS 

The Service's primary sources of discretionary funds 
are (1) contingency reserves and ( 2 )  administrative services 
funds. The Service creates contingency reserves and adminis- 
trative services funds through a budgetary procedure it re- 
fers to as an override program. This program works in the 
following manner. The Service's central office accumulates 
budget requests from all Park Service organizations and for 
all appropriation activities. These requests are broken 
down by appropriation and budget activity. The central 
office then increases over one-half of all budget activities 
by a percentage amount for contingency reserves, and in- 
creases almost every budget activity by a percentage amount 
for administrative services. After appropriation, the 
additional funds created in this manner are used at the 
discretion of Park Service officials. 

1 



The largest category of discretionary funds is contin- 
gency reserves. In fiscal 1978, the available contingency re- 
serves totaled almost $26 million. Although these funds were 
obtained from four separate appropriation accounts, the most 
came from the construction appropriation (about $ 1 3  million) 
and the operations appropriation (about $12 million). The Ser- 
vice maintains separate accounts for each appropriation's con- 
tingency reserves. Contingency reserves are not budgeted or 
appropriated for specific purposes, so the Service has great 
latitude in their use as long as they are used for the general 
purpose of the appropriation from which they are taken. 

The second category of discretionary funds is used to 
finance the Service's administrative operations, which include 
the administration of the Service's central and regional of- 
fices. Administrative services funds are not specifically 
appropriated, but the Service does budget their use and ear- 
marks them for specific purposes. In fiscal 1978 this category 
totaled almost $ 2 4  million. 

The Service also has other types of discretionary funds. 
Some of these are created during the normal operation of the 
park system when planned expenditures are not made, which 
happens frequently during the year for many different reasons. 
For example, an employee may leave the Service and not be re- 
placed for a period of time, thus making funds available that 
are used for other purposes at the discretion of Service of- 
ficials. Other funds, such as cyclic maintenance, are speci- 
fically appropriated to provide the Service with flexibility 
in completing maintenance projects that occur at infrequent 
intervals rather than annually. These funds are also used at 
the discretion of Service officials. 

Our review was concentrated on the use of contingency 
reserves. However, the Service frequently uses these funds 
and other discretionary funds interchangeably. We were 
not always able to determine which funds were used when they 
were commingled. Therefore, we have included other discre- 
tionary funds in our report as appropriate. 

The percentage amounts that the Service has added for 
contingency reserves and administrative services have varied 
over the years as have the Service's appropriations. In fiscal 
1978, over $49 million of the Service's $715 million total 
appropriations was allocated to contingency reserves and 
administrative services. The table in appendix, I shows the 
percentage and dollar amounts allocated to contingency reserves 
and administrative services in fiscal 1978. 
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CHAPTER 2 

USE OF CONTINGENCY RESERVES AVOIDS 

CONGRESSIONAL REVIEW OF PROJECTS 

C o n t i n g e n c y  r e s e r v e s  are used  t o  fund  a v a r i e t y  o f  
p r o j e c t s  t h a t  a re  n e v e r  s p e c i f i c a l l y  c o n s i d e r e d  by  t h e  Con- 
g r e s s .  About 70 p e r c e n t ,  or $7 m i l l i o n  o f  t h e  $10 m i l l i o n  
c o n t i n g e n c y  r e s e r v e  f o r  o p e r a t i o n s  i n  f i s c a l  1977,  s h o u l d  
h a v e  b e e n  funded  t h r o u g h  t h e  normal  b u d g e t  and c o n g r e s s i o n a l  
r e v i e w  process. 

The S e r v i c e  m a i n t a i n s  t h a t  t h e y  need  c o n t i n g e n c y  r e s e r v e s  
t o  c o v e r  unexpec ted  e m e r g e n c i e s ,  b u t  most d o l l a r s  are  s p e n t  
on  r o u t i n e  f o r e s e e a b l e  projects.  W e  b e l i e v e  t h a t  t h e  u s e  o f  
t h e s e  r e s e r v e s  i n  p a r k  o p e r a t i o n s  a v o i d s  c o n g r e s s i o n a l  c o n t r o l  
o v e r  e x p e n d i t u r e s  t h a t  c o u l d  b e  r e a s o n a b l y  a n t i c i p a t e d .  

THE BUDGET PROCESS 

C o n t i n g e n c y  r e s e r v e s  a re  c r e a t e d  t h r o u g h  t h e  b u d g e t  pro- 
cess. About 18  months b e f o r e  t h e  s t a r t  o f  t h e  f i s c a l  y e a r ,  
t h e  program and b u d g e t  d i v i s i o n  of t h e  S e r v i c e ' s  c e n t r a l  o f -  
f i c e  ca l cu la t e s  i n d i v i d u a l  b u d g e t  l i n e - i t e m s  b a s e d  o n  r e g i o n a l  
b u d g e t  s u b m i s s i o n s .  A f t e r  i n c r e a s e s  and  decreases a re  de- 
c i d e d ,  t h e  l i n e - i t e m s  are t h e n  i n c r e a s e d  by  v a r y i n g  p e r c e n t -  
a g e s  t o  create f u n d s  f o r  c o n t i n g e n c y  r e s e r v e s .  The  i n c r e a s e d  
b u d g e t  is  t h e n  s e n t  t o  t h e  O f f i c e  o f  Management and  Budget  
f o r  e x a m i n a t i o n  and a p p r o v a l .  A f t e r  a p p r o v a l  by t h e  a g e n c y ,  
t h e  b u d g e t  is  s u b m i t t e d  t o  t h e  C o n g r e s s  f o r  a p p r o v a l  and 
a p p r o p r i a t i o n .  When t h e  a p p r o p r i a t i o n s  a re  made, t h e  c e n t r a l  
o f f i c e  r e t a i n s  t h e  p e r c e n t a g e s  t h a t  were added o n  b e f o r e  i t  
a l l o t s  a n n u a l  o p e r a t i n g  f u n d s  t o  t h e  r e g i o n s .  The c e n t r a l  
o f f i c e  a l l o t s  50 p e r c e n t  of t h e  c o n t i n g e n c y  r e s e r v e  t o  t h e  
r e g i o n s  a t  t h e  b e g i n n i n g  of e a c h  f i s c a l  y e a r .  The r e m a i n i n g  
50 p e r c e n t  is  w i t h h e l d  f o r  d i s t r i b u t i o n  l a t e r  i n  t h e  y e a r .  

Halfway t h r o u g h  t h e  y e a r  t h e  c e n t r a l  o f f i c e  r e q u e s t s  
t h e  r e g i o n s  t o  s u b m i t  a p r i o r i t y  l i s t  of projects  t h a t  c o u l d  
be funded  from r e s e r v e s .  A committee headed  by t h e  a s s i s t a n t  
d i r e c t o r  f o r  park o p e r a t i o n s  i s  convened  t o  d e c i d e  t h e  h i g h e s t  
p r i o r i t y  p a r k  and  program n e e d s .  The head of t h e  committee 
d e c i d e s  t h e  amount of c o n t i n g e n c y  f u n d s  t o  b e  s p e n t .  F o r  ex- 
ample,  h a l f w a y  t h r o u g h  f i s c a l  1978 t h e  a s s i s t a n t  d i r e c t o r  
d e c i d e d  t h a t  $ 3 . 4  m i l l i o n  o f  t h e  a v a i l a b l e  $5 .4  m i l l i o n  s h o u l d  
b e  a l l o c a t e d  f o r  p ro j ec t s ,  and  a p p r o x i m a t e l y  $ 2  m i l l i o n  s h o u l d  
b e  r e t a i n e d  f o r  l a t e r  d i s t r i b u t i o n .  Dur ing  t h e  l a s t  qua r t e r  
o f  t h e  f i s c a l  y e a r ,  t h e  process i s  repeated and  t h e  r e m a i n i n g  
c o n t i n g e n c y  r e s e r v e s  are expended.  



CONTINGENCY RESERVES 
U S E D  FOR ROUTINE PROJECTS 

Although Service officials testified that contingency 
reserves are needed for emergency and unforeseen events, 
we found that about 70 percent, or $7 million of the $10 
million available in fiscal 1977, was used to fund routine 
projects . 

During the fiscal 1979 House Subcommittee appropriation 
hearings, Park Service officials testified that reserves 
provide funding to cover those items of cost not likely to be 
considered in the normal budgetary process. They said that 
most often these items consist of costs for such occurrences 
as employee transfers, lump-sum leave payments to permanent 
employees, and emergencies such as search and rescue operations 
and extraordinary snow removal. However, we found these cate- 
gories account for only a small portion of reserve expenditures. 

The Service's expenditure report of contingency reserves 
for operations in fiscal 1977 showed that lump-sum leave, 
transfers, and employee incentive awards were approximately 
18 percent of that year's total contingency reserve expendi- 
tures of $10,412,600. These costs have averaged 18 percent 
since fiscal 1975. The portion of contingencies that search 
and rescue and storm emergencies have accounted for have 
approximated 10 percent or less since fiscal 1975. The other 
72 percent of reserve funds was used for nonemergency routine 
items such as maintenance of buildings and utilities, plans 
and studies, and equipment purchase, repair, and rental. Such 
uses could have been anticipated and the necessary funds incor- 
porated in the regular budget submission. 

We examined contingency reserve expenditures f o r  fiscal 
1975 through 1978 in the Service's Western and Rocky Mountain 
regions. The following are examples of reserve uses we 
believe are routine regional expenditures. 

Rocky Mountain region 

The majority of the region's funded contingency reserve 
projects were for routine items that could have been included 
in the normal budget and congressional review process. About 
75 percent, or $1.6 million of funded reserve requests in 
fiscal 1977 and 1978, was spent for nonemergency items that 
could have been programed for in advance. For example, in 
fiscal 1977, $40,000 was spent to repair exhibits f o r  a dedi- 
cation at Bighorn Canyon, Montana, and $10,000 was spent to 
design wayside exhibits at Fossil Butte National Monument, 
Wyoming. 
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The Rocky Mountain r e g i o n ' s  c o n t i n g e n c y  r e s e r v e  e x p e n d i -  
tu res  f o r  t h e  l a s t  3 f i s c a l  y e a r s  were as  f o l l o w s :  

I n i t i a l  S u b s e q u e n t  
a l l o c a t i o n  a l l o c a t i o n  T o t a l  

1976 - a/ $ 529,700 $1 ,117 ,000  

1977 631,800 206,800 

1978 704,900 529,900 

T o t a l  $1 ,866 ,400  $ 1 , 8 5 3 , 7 0 0  

- a/ I n c l u d e s  t h e  t r a n s i t i o n  q u a r t e r .  

W e  found  t h a t  c o n t i n q e n c y  r e s e r v e s  

$1 ,646 ,700  

838,600 

1 ,234 ,800  

$3 ,720 ,100  

a r e  f r e q u e n t l y  used 
t o  f i n a n c e  projects t h a t  are i n a d v e r t e n t l y  o m i t t e d  f rom 
p a r k  o p e r a t i n g  b u d g e t s ,  t h u s  r e q u i r i n g  t h e  S e r v i c e  t o  u s e  
c o n t i n g e n c y  r e s e r v e s  t o  make up  t h e  o p e r a t i n g  d e f i c i t .  
F o r  example: 

--Yellowstone N a t i o n a l  P a r k  i n  Wyoming d i d  n o t  r e c e i v e  
$ 9 0 , 0 0 0  fo r  t h e  o p e r a t i o n  o f  i t s  m e d i c a l  c l i n i c  i n  
f i s c a l  1976 and t h e  t r a n s i t i o n  qua r t e r .  

- -Badlands  N a t i o n a l  Monument i n  S o u t h  Dako ta  d i d  n o t  
i n c l u d e  $30,000 i n  i t s  f i s c a l  1977 r e q u e s t  t o  f u n d  
t h e i r  fee c o l l e c t i o n  o p e r a t i o n .  

--Golden S p i k e  N a t i o n a l  H i s to r i ca l  S i t e  i n  U tah  d i d  n o t  
i n c l u d e  $18 ,000  f o r  o p e r a t i n g  r a i l r o a d  l o c o m o t i v e s  i n  
i ts  f i s c a l  1978 b u d g e t  s u b m i s s i o n .  

--The r e g i o n a l  o f f i c e ' s  b u d g e t  d i d  n o t  i n c l u d e  $27 ,000  
for a wind and wave s t u d y  i n  i t s  f i s c a l  1978  r e q u e s t .  

I n  a d d i t i o n  t o  f u n d i n g  t h e s e  b u d g e t  o m i s s i o n s  from 
c o n t i n g e n c y  r e s e r v e s ,  t h e  P a r k  S e r v i c e  a l so  d e l i b e r a t e l y  fi- 
n a n c e s  c o n t i n u i n g  l o n g - t e r m  p r o g r a m s  u s i n g  c o n t i n g e n c y  re- 
s e r v e s .  F o r  example ,  t h e  Rocky Moun ta in  r e g i o n  i s  s p o n s o r i n g  
a 1 0 - y e a r  i n t e r a g e n c y  g r i z z l y  b e a r  s t u d y  which  c u r r e n t l y  
costs $185,600 a y e a r .  C e n t r a l  o f f i c e  c o n t i n g e n c y  r e s e r v e s  
h a v e  p a i d  f o r  t h i s  r e s e a r c h  f o r  t h e  l a s t  5 y e a r s .  The s t u d y  
w i l l  c o v e r  a l l  aspects o f  t h e  b e a r s '  l i v e s  and  is  viewed a s  
a way o f  p r e s e r v i n g  b o t h  t h e  b e a r s  and  t h e i r  e n v i r o n m e n t .  
The r e s e a r c h  is c o n d u c t e d  i n  c o n j u n c t i o n  w i t h  t h e  F i s h  and  
W i l d l i f e  S e r v i c e  and  t h e  F o r e s t  S e r v i c e  w h i l e  t h e  P a r k  S e r -  
v i c e  p a y s  f o r  most of t h e  e x p e n s e s .  
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W e  f o u n d  t h e  S e r v i c e ' s  f u n d i n g  o f  r e s e a r c h  s t u d i e s  
w i t h  c o n t i n g e n c y  r e s e r v e s  t o  be a common p r a c t i c e .  We n o t e d  
t h a t  n i n e  d i f f e r e n t  s t u d i e s  were f u n d e d  by  t h e  S e r v i c e  w i t h  
c o n t i n g e n c y  r e s e r v e s  d u r i n g  9 m o n t h s  of f i s c a l  1 9 7 8  a t  a 
c o s t  o f  o v e r  $ 5 5 2 , 0 0 0 .  T h i s  was a l s o  a common pract ice  p r io r  
t o  f i s c a l  1 9 7 8 .  

W e s t e r n  r e g i o n  

Most o f  t h i s  r e g i o n ' s  c o n t i n g e n c y  r e s e r v e  e x p e n d i t u r e s  
were, l i k e  t h e  Rocky M o u n t a i n  r e g i o n ,  r o u t i n e  a n d  c o u l d  h a v e  
b e e n  e s t i m a t e d  a n d  i n c l u d e d  i n  a b u d g e t .  A p p r o x i m a t e l y  60 
p e r c e n t  o r  $ 1 . 6  m i l l i o n  o f  t h e  r e g i o n ' s  $ 2 . 7  m i l l i o n  o f  re-  
s e r v e s ,  i n  f i s c a l  1 9 7 7  and  1 9 7 8 ,  was p r o g r a m a b l e .  The  r e g i o n  
u s e s  t h e  c o n t i n g e n c y  r e s e r v e  f u n d  t o  accommodate  u n f u n d e d  
p r i o r i t y  p ro j ec t s .  A s  o n e  p a r k  s u p e r i n t e n d e n t  t o l d  u s ,  " W e  
t r y  t o  g e t  o u r  f i r s t  t e n  p r i o r i t i e s  f u n d e d  w i t h  r e s e r v e s  
e a c h  y e a r . "  S u c h  p ro jec t s  f u n d e d  i n c l u d e d :  

- - C o n s t r u c t i n g  t h r e e  t o i l e t s  a t  P o i n t  R e y e s  N a t i o n a l  
S e a s h o r e  f o r  a t o t a l  o f  $ 4 , 5 0 0  i n  f i s c a l  1 9 7 7 .  

- - P a y i n g  a p o r t i o n  o f  c o n c e s s i o n a i r e  u t i l i t y  cos t s  a t  
Grand  Canyon N a t i o n a l  P a r k  a m o u n t i n g  t o  $ 1 0 8 , 0 0 0  
i n  f i s c a l  1 9 7 8 .  T h i s  u t i l i t y  p r o b l e m  h a s  e x i s t e d  
s i n c e  1 9 7 5  because t h e  S e r v i c e  d i d  n o t  i n c l u d e  a l l  
u t i l i t y  cos t s  when n e g o t i a t i n g  t h e  c o n c e s s i o n a i r e ' s  
c o n t r a c t  . 

The W e s t e r n  r e g i o n  r e p o r t e d  c o n t i n g e n c y  r e s e r v e  e x p e n d i -  
t u r e s  f r o m  t h e  o p e r a t i o n s  a p p r o p r i a t i o n  f o r  t h e  l a s t  3 f i s c a l  
y e a r s  a s  f o l l o w s :  

I n i t i a l  S u b s e q u e n t  
F i s c a l  y e a r  a l l o c a t i o n  a l l o c a t i o n  To ta l  

- a/ 1 9 7 6  $ 1 , 3 2 2 , 5 0 0  $ 1 4 6 , 9 0 0  $ 1 , 4 6 9 , 4 0 0  

1 9 7 7  7 0 8 , 0 0 0  4 5 4 , 9 0 0  1 , 1 6 2 , 9 0 0  

1 9 7 8  8 3 8 , 7 0 0  7 3 8 , 4 0 0  1 , 5 7 7 , 1 0 0  

TOTAL $ 2 , 8 6 9 , 2 0 0  $ 1 , 3 4 0 , 2 0 0  $ 4 , 2 0 9 , 4 0 0  

- a/ I n c l u d e s  t h e  t r a n s i t i o n  q u a r t e r .  

c r e a t e d  a n d  s p e n t  o t h e r  r e s e r v e s  t o t a l i n g  a p p r o x i m a t e l y  $ 3 . 2  
m i l l i o n .  T h e s e  r e s e r v e s  e x i s t  f o r  two r e a s o n s :  (1) t r a n s f e r s  
f r o m  p a r k s  t h a t  d i d  n o t  e x p e n d  n o r m a l  opera t ing  f u n d s  f o r  
v a r i o u s  r e a s o n s  a n d  ( 2 )  f u n d s  f o r  a o n e - t i m e  p r o j e c t  t h a t  

I n  a d d i t i o n  t o  t h e  a b o v e  $ 4 . 2  m i l l i o n ,  t h e  W e s t e r n  region 
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a r e  i n c l u d e d  i n  a n  o p e r a t i n g  b u d g e t  a n d  e r r o n e o u s l y  c o n t i n u e  
t o  r e c e i v e  f u n d i n g .  T h e s e  a d d i t i o n a l  r e s e r v e s  and  t h e i r  uses  
a re  n o r m a l l y  n o t  r e p o r t e d  t o  t h e  c e n t r a l  o f f i c e .  

RESERVE RECORDS AND 
REPORTS ARE INACCURATE 

W e  e x a m i n e d  t h e  a l l o c a t i o n  a n d  e x p e n d i t u r e  o f  c o n t i n g e n c y  
r e s e r v e s  a n d  compared  t h o s e  e x p e n d i t u r e s  t o  r e g i o n a l  reports 
o f  c o n t i n g e n c y  r e s e r v e  u s a g e .  The  c o n t i n g e n c y  reserve a c c o u n t -  
i n g  r e c o r d s  a n d  a n n u a l  reports  p r e p a r e d  b y  t h e  r e g i o n s  a r e  
i n c o m p l e t e  a n d  i n a c c u r a t e  b e c a u s e  r e g i o n s  a r e  n o t  p r o p e r l y  ac- 
c o u n t i n g  f o r  r e s e r v e s  a n d  a r e  r e p o r t i n g  o n l y  w h a t  t h e y  b e l i e v e  
t o  b e  appropr ia te  e x p e n d i t u r e s .  The  c e n t r a l  o f f i c e  d o e s  n o t  
r equ i r e  d o c u m e n t a t i o n  o n  t h e  u s e  o f  r e s e r v e s  f o r  projects  
a n d  d o e s  n o t  d i r e c t  how t h e  r e g i o n s  s h o u l d  s p e n d  t h e  f u n d s .  

G u i d e l i n e s  f o r  proper a c c o u n t i n g  o f  r e s e r v e s  d o  n o t  e x i s t  
a t  e i t h e r  t h e  r e g i o n a l  o r  c e n t r a l  o f f i c e  l e v e l .  A c c o u n t i n g  
a n d  r e c o r d  c o n t r o l  of c o n t i n g e n c y  reserves w a s  l a c k i n g  i n  t h e  
r e g i o n s  w e  r e v i e w e d .  F o r  e x a m p l e ,  when p a r k s  i n  t h e  W e s t e r n  
a n d  Rocky M o u n t a i n  r e g i o n s  r e c e i v e  reserve f u n d s  t h e y  may 
e s t a b l i s h  a new a c c o u n t  o r  u s e  a n  e x i s t i n g  a c c o u n t  t o  c o n t r o l  
these  f u n d s .  U s u a l l y  t h e  l a t t e r  me thod  is  u s e d .  Once  f u n d s  
a r e  p l a c e d  i n  a n  e x i s t i n g  a c c o u n t  t h e y  lose t h e i r  i d e n t i t y ,  
a n d  v o u c h e r e d  e x p e n s e s  c a n n o t  b e  t r a c e d  t o  c o n t i n g e n c y  re- 
s e r v e s .  P a r k s  a r e  n o t  r e q u i r e d  t o  repor t  o n  t h e  u s e  o f  re- 
s e r v e  f u n d s  a n d  t h e  r e g i o n a l  o f f i c e s  h a v e  n o  way t o  i d e n t i f y  
o r  t r ace  p a r k  e x p e n d i t u r e s  o f  r e s e r v e  f u n d s .  C o n s e q u e n t l y ,  
t h e  r e g i o n a l  o f f i c e s  l o s e  c o n t r o l  o v e r  r e s e r v e s  when a l l o t m e n t s  
a r e  made t o  p a r k s .  

R e g i o n a l  o f f i c e s  h a v e  d e c e n t r a l i z e d  a u t h o r i t y  t o  manage:  
t h e r e f o r e ,  e a c h  r e g i o n  may i s s u e  g u i d e l i n e s  a n d  r e c o r d k e e p i n g  
po l ic ies  c o n c e r n i n g  r e s e r v e s .  The  W e s t e r n  a n d  Rocky M o u n t a i n  
r e g i o n a l  o f f i c e s '  r e s e r v e  records were m i n i m a l  o r  n o n e x i s t e n t  
a n d  c o n t a i n e d  numerous  errors. The  Rocky M o u n t a i n  r e g i o n a l  
o f f i c e  d o e s  r e q u i r e  d o c u m e n t a t i o n  o f  r e s e r v e  reques ts .  How- 
e v e r ,  many r e q u e s t s  come i n  o v e r  t h e  t e l e p h o n e  a n d  t h e  r e g i o n  
d o e s  n o t  a l w a y s  i n s u r e  t h a t  d o c u m e n t a t i o n  is  p r o v i d e d .  Most 
r e s e r v e  r e c o r d s  a r e  i n f o r m a l  ( c u f f  r e c o r d s )  a n d  a re  n o t  
a l w a y s  a c c u r a t e  o r  complete. The  f e w  f o r m a l  records ,  s u c h  as 
a u t h o r i z a t i o n s ,  were accurate  b u t  d i d  n o t  s p e c i f y  w h a t  w a s  
b e i n g  f u n d e d  o r  t h a t  r e s e r v e s  were b e i n g  u s e d .  

The  c e n t r a l  o f f i c e  requires a n n u a l  r e p o r t s  o n  c o n t i n g e n c y  
f u n d  e x p e n d i t u r e s  f r o m  e a c h  r e g i o n .  The  a m o u n t s  r e p o r t e d  by  
t h e  t w o  r e g i o n s  f o r  f i s c a l  1 9 7 5  t o  1 9 7 8  were i n a c c u r a t e  be- 
cause t h e  reports  c o n t a i n e d  errors  a n d  d i d  n o t  i n c l u d e  a l l  
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items funded  by r e s e r v e s .  As d i s c u s s e d  o n  page  6 ,  t h e  r e -  
g i o n s  c r ea t e  and spend t h e i r  own r e s e r v e s  and t h e y  f r e q u e n t l y  
commingle these  r e s e r v e s  w i t h  c o n t i n g e n c y  r e s e r v e s  p r o v i d e d  
by t h e  c e n t r a l  o f f i c e .  T h e  amounts  t h e y  r e p o r t  a r e  b a s e d  on  
t o t a l  c o n t i n g e n c y  r e s e r v e s  r e c e i v e d  from t h e  c e n t r a l  o f f i c e  
and d o  n o t  i n c l u d e  t h e  o t h e r  r e s e r v e s  g e n e r a t e d  by t h e  r e g i o n .  
T h e  t w o  r e g i o n s  we examined had e x p e n d i t u r e s  i n  f i s c a l  1977 
from o t h e r  g e n e r a t e d  r e s e r v e s  t h a t  were n e v e r  r e p o r t e d  and 
which t o t a l e d  a p p r o x i m a t e l y  $1 .8  m i l l i o n .  

T h e  Western r e g i o n  p r e p a r e s  a report  o n  c o n t i n g e n c y  
fund e x p e n d i t u r e s  t h a t  i s  b a s e d  on  e x p e n d i t u r e s  t h e y  b e l i e v e  
a p p e a r  t h e  most appropriate  f o r  i d e n t i f i e d  c a t e g o r i e s  o f  
t h e  r e p o r t  and e q u a l s  t h e  t o t a l  r e s e r v e s  r e c e i v e d  from t h e  
c e n t r a l  o f f i c e .  Some r e p o r t e d  p ro jec ts  were n e v e r  accom- 
p l i s h e d  o r  were accompl i shed  f o r  d i f f e r e n t  amounts  t h a n  
were r e p o r t e d .  F o r  example:  

--In f i s c a l  1977,  t h e  r e g i o n  r e p o r t e d  f u n d i n g  a l i v i n g  
h i s t o r y  p ro j ec t  a t  P o i n t  Reyes  N a t i o n a l  S e a s h o r e  f o r  
$4 ,500 .  However, no  s u c h  p r o j e c t  was funded  o r  con- 
d u c t e d  a t  t h e  N a t i o n a l  S e a s h o r e .  

--In f i s c a l  1976 and t h e  t r a n s i t i o n  q u a r t e r ,  t h e  r e p o r t  
i d e n t i f i e d  f u n d i n g  emergency water s e r v i c e  f o r  $29,500 
when t h e  ac tua l  amount  o f  f u n d i n g  was $17,300.  

- - In  f i s c a l  1977,  $ 2 6 5 , 0 0 0  of r e s e r v e  f u n d s  was s e t  a s i d e  
t o  p u r c h a s e  r a d i o  s y s t e m s ,  b u t  t h e  amount was n e v e r  
r e p o r t e d  . 

T h e  Rocky Mountain r e g i o n ' s  records of r e p o r t e d  r e s e r v e  
e x p e n d i t u r e s  c o n t a i n e d  t h e  f o l l o w i n g  p rob lems :  

- - F i s c a l  1975 r e s e r v e  records showed t h a t  some amounts  
were changed ,  were c h a r g e d  t o  d i f f e r e n t  accounts,  or 
were n o t  a l l o t t e d  a t  a l l .  

- -Fiscal  1976 and 1977 r e s e r v e  e x p e n d i t u r e s  t h a t  were 
r e p o r t e d  c o u l d  n o t  b e  v e r i f i e d  d u e  t o  t h e  l ack  o f  
r e g i o n a l  r e c o r d s .  

--Fiscal 1978 r e p o r t e d  e x p e n d i t u r e s  i n c l u d e d  f u n d s  
t r a n s f e r r e d  from one p a r k  t o  a n o t h e r  b u t  d i d  n o t  
i n c l u d e  n o n r e c u r r i n g  p r o j e c t  f u n d s .  N e i t h e r  t r a n s -  
f e r r e d  n o r  n o n r e c u r r i n g  p ro jec t  f u n d s  were d i s c l o s e d  
i n  p r i o r  y e a r  r e p o r t s .  
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